policy implications
• Mongolia's peacekeeping deployment to South Sudan in 2012, its largest to date, has put the MAF on the global stage as a reputable and capable force that has built a capacity for diverse mission sets within the spectrum of peace-support operations. This capability will give the U.S. a reliable partner for future peace-related support operations.
• Mongolia's participation in NATO's Partnership for Peace program has signaled the MAF's desire and readiness to push beyond UN-sponsored peace-support operations, thereby providing the U.S. and regional states additional opportunities to improve interoperability.
• Mongolia's increased foreign military relations have complemented the country's third-neighbor policy, despite pressure from both China and Russia. The U.S. should capitalize on this window of opportunity to enhance Mongolia's peacekeeping capacity.
O n a chilly early morning in June 2012, a group of Mongolian soldiers rolled onto Ulaanbaatar international airport's parking apron. Waiting there was a United Nations-contracted IL-76 cargo aircraft, preparing to transport the soldiers to the Unity region of South Sudan in Africa. The region is considered one of the most violent and dangerous areas along South Sudan's northern border with the Republic of Sudan. The soldiers were members of one of Mongolia's elite units trained specifically for peace-support operations, and deployment of the unit marked the largest peacekeeping mission in the country's history. This event established a high-water mark for the Mongolian Armed Forces (MAF) as they celebrated their tenth anniversary of supporting UN peacekeeping operations. Further, the unit's deployment constituted a truly remarkable achievement for a nation that just 25 years earlier had discarded 67 years of Communist rule and international isolation in favor of democracy and global integration.
Mongolia sits landlocked between two world powers, the Russian Federation and the People's Republic of China (PRC). Over the last quarter century, the country has abandoned its former alliance with Russia and managed to create a thriving democratic society and growing economy, despite its relatively small population of approximately 2.7 million people. In contrast with other satellite states of the former Soviet Union, Mongolia concurrently instituted a democratic political system, a market-driven economy, and a foreign policy based on balancing relations with Russia and China while expanding relations with the West. Mongolia is now pursuing a foreign policy that will facilitate global engagement, allow the nation to maintain its sovereignty, and provide diplomatic freedom of maneuver through a "third neighbor" policy.
1
The MAF is reshaping itself to complement this balanced approach to foreign policy and has become a vital instrument in Mongolia's global engagement. A relic of the Cold War with strong institutional attachments to Russia, the MAF discarded all but a few vestiges of its former makeup and has embraced a new structure, doctrine, mission, and perhaps most important, an identity centered on peacekeeping. Since 2002, Mongolia has significantly increased its participation in globally diverse UN-sponsored peacekeeping operations. Although only comprising approximately 8,000 soldiers, the MAF now contributes the second-largest number of troops from Northeast and 1 The term "third neighbor" is used to describe the concept of Mongolia looking beyond its two immediate geographic neighbors (Russia and China) to develop strong relations with the world's democratic nations, including the United States, Japan, South Korea, India, Canada, Australia, and various European countries. mongolia ' s historical relationship with the soviet union Mongolia's struggle for security, independence, and sovereignty has largely been viewed through the construct of Russian and Chinese influence over the last century. It is therefore impossible to appreciate where Mongolia is today without understanding this historical background. With assistance from the Soviet Union, Mongolia secured its independence in 1921 after a little over two hundred years under the rule of the Qing dynasty of China and a decade of political turmoil. The Mongolian People's Republic was established in late 1924 and accepted socialism as its political foundation under heavy influence from the Soviet Union. Mongolia built its economy, social structure, and governance under the single-party leadership of the Mongolian People's Revolutionary Party (MPRP), which lasted until 1991. Under the MPRP, the country maintained close relations with the Soviet Union and was considered a nominal Soviet ally leading up to World War II. In 1939, the battle of Khalkhin Gol brought Soviet and Mongolian forces together under the leadership of General Georgy Zhukov against a large Japanese force in the eastern province of Dornod. While the forces mainly consisted of 57,000 Soviet troops, some 3,000 Mongolian soldiers also participated in this battle, which resulted in the defeat of Japan's highly capable Kwantung Army on the eve of World War II.
3 At the time, this battle marked Japan's worst military defeat in its modern history.
4 Mongolia and Russia's combined victory contributed to an enduring relationship between the two countries that continued through the Cold War and beyond.
The influence of this relationship with the Soviet Union on Mongolia's defense and security perspectives cannot be overstated. During the height of the Sino-Soviet rift in the late 1960s, Mongolia sat precariously between these two superpowers. In 1963, its conventional armed forces numbered approximately 14,000 (air and ground forces) and were incapable of effectively defending the country from a modern military attack by China. During the same year, the Soviet leadership conducted a substantial military buildup along the entire Sino-Soviet border, which included the deployment of forces inside Mongolia.
7 The Soviet Union was preparing units for operations to contain potential outbreaks of local conflict as well as for the possibility of major military operations-either conventional or nuclear-against China.
The Soviet Union's decision to shift forces to the east was driven by three main factors: China's continued progress in developing strategic and nuclear weapons, the country's internal instability as a result of the Cultural Revolution that had begun in 1966, and the failure of the Soviet regime to moderate the Sino-Soviet dispute. These issues forced the Kremlin to develop defensive and offensive contingency plans for areas bordering China. 
Military District.
10 This placed all Mongolian forces under a higher authority for command-and-control purposes in the event of a conflict with China.
After nearly 30 years of Soviet military influence, the MAF had completely internalized Soviet doctrinal norms and structures at the strategic, operational, and tactical levels. The Soviet Union further assisted in establishing Mongolian military academies, training programs, manuals, regulations, and doctrine. It also provided professional military education for officers and enlisted personnel, with nearly 60% of Mongolian personnel attending Soviet military academies and training facilities. By the late 1960s, the MAF, with support from Soviet units, was postured to defend against an invasion from China-an invasion that never came.
This mutually assured security arrangement with the Soviet Union was terminated in 1989, near the end of the Cold War. It was during this period that Mongolia independently initiated political and economic reforms. In December 1989, when a small group of proponents for democracy marched in Ulaanbaatar from the House of Youth to the main square (Suhkbaatar Square), the number of people demanding political change grew to several thousand. In March 1990, Chairman Jambyn Batmönkh announced that the entire Politburo would step down and a new government would be appointed. Mongolia then began to take tangible steps to transform its political and economic system and formally dismantle the socialist governing apparatus supporting single-party rule and a command-driven economy. In July 1990, the country held its first democratic elections, leading to the establishment of a multiparty legislative system and a new constitution. Within only two years, Mongolia was rapidly on its way toward a parliamentary democracy and a free-market system. As one analyst has noted, Mongolia's embrace of the democratic process "was remarkably rapid in historical terms, especially given seven decades of communist rule. " Its military support and presence in Mongolia continued to decline until the withdrawal of the remaining Soviet troops in 1991. By the end of 1992, 82,000 personnel had been withdrawn, along with thousands of tanks, armored vehicles, and artillery systems, and hundreds of fighters and helicopters.
13
Since anywhere from a third to a half of Mongolia's annual budget came from Soviet aid, the sudden withdrawal of this support created shortages of fuel, equipment, spare parts, and technical assistance for the MAF. During a time of tumultuous political transition, Mongolia was now solely responsible for its own territorial defense. It should be noted that during this period the Mongolian military chose to remain neutral and did not involve itself politically. At one point, the MAF pledged that it would not attempt a coup against the newly established government, and it refrained from exerting influence during the political transition.
14 By 1992, the Mongolian military numbered approximately 24,500 soldiers, including the border protection forces that defended the country's 8,220-kilometer border. In this post-Cold War era, the MAF could no longer justify its mission, size, and budget in the eyes of the new political leadership. This was further reinforced by the normalization of Sino-Soviet relations as a result of the 1989 summit, which ended decades of tension and conflict in the border areas. No longer tied to a Soviet security alliance, and in the absence of a credible threat, the MAF had to decide what to do with its fleet of aging Russian equipment, outdated institutional structures, and doctrine. An army that was structured, equipped, and trained to fight a conventional enemy during the Cold War now faced an uncertain future. There were public discussions of dismantling the military in order to divert the defense budget to other economic priorities, but that option was ruled out when the new constitution specified a need for an armed force.
15 Defining a new role for the MAF became a challenge for the military leadership and forced it to develop new strategies. 
mongolia ' s third-neighbor policy
Mongolia's path to developing a democratic government during the 1990s required significant changes to its foreign policy. The quick transition to a market-driven economy created economic turmoil and forced the leadership to look outward for foreign investments and markets. During the Cold War, Mongolia's geographic location had politically and economically isolated the country from the rest of world and sustained its underdevelopment. By 1998, however, the government had codified a new foreign policy that stipulated an orientation toward foreign engagement and participation in international organizations and institutions both regionally and globally. No longer constrained by Russia, Mongolia was now free to engage other nations in order to develop its economy and counterbalance Russian and Chinese influence. This led to the development of the third-neighbor policy, which has become the cornerstone of Mongolia's modern foreign policy. This policy sought to ensure balanced relations with the country's two proximate neighbors while simultaneously reaching out to other states as well as the UN and multilateral organizations.
16 In 1993, Mongolia published its first National Security Concept to complement this foreign policy with an emphasis on bilateral relations and multilateral cooperation beyond China and Russia. The document stated that "the priority of Mongolia's foreign policy shall be [the] safeguarding of its security and vital national interests by political and diplomatic means, and creating a favorable external environment for its economic, scientific and technological development. "
17
The National Security Concept was updated in 2010 to reflect Mongolia's continuing effort to balance relations with China and Russia. A provision was added stating that the government should pursue an open foreign policy of "consultation with influential countries on issues of strengthening world peace and security, of developing international cooperation, of enhancing the country's strategic significance and fostering strategic interests of major powers in Mongolia. 
u.s. capacity-building
Support from the United States has played a key role in the MAF's process of transforming its force structure and doctrine from the old Soviet-era territorial-defense model into a more versatile force with significant
21 International Military Education (IMET) funding has allowed Mongolia to send MAF officers to a wide variety of senior staff courses and junior and noncommissioned officers to training courses. Between 1992 and 2011, funding for this program reached $13 million. Approximately 40% of the current IMET budget is spent on the English-language education necessary to facilitate Mongolia's participation in more advanced military training programs.
22
GPOI funds also provide a significant amount of peacekeeping funding to the MAF. 23 The unique feature of the GPOI program is that it works with countries to understand the specific peacekeeping capabilities and capacities they wish to build. In conjunction with standard security assistance from the United States, this program has allowed Mongolia to take advantage of U.S. aid to introduce its own institutional, organizational, and doctrinal reforms within the MAF in order to build and expand the military's peacekeeping capacity. A large portion of GPOI funding to Mongolia ($5.7 million) has provided the foundation for refurbishment of the Five Hills facility, home to Mongolia's regional peacekeeping training center, along with supporting peacekeeping training programs for the MAF.
24
These programs have all contributed to Mongolia's ability to participate in U.S.-sponsored regional peacekeeping exercises that have further developed the country's self-sustaining peacekeeping training program. The MAF's goal is to continue to upgrade its training center and by 2015 transform it into a training facility for regional peace-support operations.
Since 2006, the training center at Five Hills has hosted the peacekeeping exercise Khaan Quest, which is Mongolia's largest annual multinational exercise.
25 The first Khaan Quest was held in 2003 as a bilateral exercise between the United States and Mongolia. Beginning in 2006, it became a multinational exercise involving forces from many other countries, including South Korea, Japan, Singapore, India, Cambodia, Nepal, and Thailand, along with observers from China and Russia. Mongolia considers this exercise to be its most important annual military training event, providing an opportunity for the country to showcase its capacity to play a key role in regional peacesupport operations. In all, Mongolia has deployed over five thousand personnel in fifteen global missions supporting both U.S.-and NATO-led coalitions and UN peace-support operations since 2002.
27 In relation to the size of its population, Mongolia's contribution is extraordinary; the country is ranked 26th on the UN's list of contributing nations.
28 Through these peacekeeping and coalition deployments, the MAF has built a small but growing cadre of experienced and competent commissioned and noncommissioned officers who are now redefining the military as senior training and staff officers. This group of emerging leaders is now having an impact on Mongolia's military ability to conduct increasingly complex peace-support operations in sometimes dangerous and demanding environments.
In Afghanistan, for example, Mongolian artillery, mortar, and helicopter maintenance teams have provided training to the Afghan forces as part of the 
31
Within the framework of this program, the MAF has set three goals: develop a capable force that can participate in sustained UN peacekeeping operations, enhance counterterrorism capabilities, and conduct internal humanitarian and disaster relief missions. The burden of implementing this program and modernizing Mongolia's peacekeeping capability rests on the J3 Peace Support Operations Division of the MAF General Staff. Military reforms center on building a core of peacekeeping units that will coalesce into a single brigade consisting of three main battalions totaling three thousand personnel. This brigade is scheduled to be fully operational by 2015 and will give Mongolia the capability for sustained peacekeeping operations by having one battalion deployed, one in recovery, and one in training. The brigade will additionally consist of a signal company, a logistics company, an engineering company, and a military police company to provide enhanced capabilities. Soldiers for these units are generally selected from conventional ground and air force units but also include members from border forces and the national police.
32 Furthermore, the MAF has made professional military educational reforms to ensure that all officers and soldiers are properly trained and qualified to conduct peace-support operations. Recent reforms include a new curriculum that supports five leadership schools for noncommissioned officers and a course on UN peacekeeping for both commissioned and noncommissioned officers.
Complementing the Armed Forces Development Program, Mongolia recently requested assistance from the United States in purchasing three C-130 aircraft, primarily to serve as platforms to deploy troops and equipment to overseas peacekeeping operations. Since the end of the Cold War, the Mongolian Air and Air Defense Forces no longer possess any significant fixed-wing lift aircraft and have relied heavily on UN-contracted aircraft for transport. This method requires lengthy and complicated coordination with both Russia and China for airspace clearance. The MAF has argued that having its own sovereign lift aircraft would enable Mongolia to coordinate airspace clearance bilaterally rather than through third-party assistance, thus reducing the political implications of relying on external foreign coordination for military airlift in and out of Mongolian airspace. Historically, both China and Russia have denied or delayed requests for U.S. and NATO aircraft to enter their airspace. On one occasion, Russia delayed air clearance for NATO aircraft bringing ammunition to Iraq from Mongolia.
33 China has likewise refused U.S. aircraft permission to transport Mongolian troops to Afghanistan, forcing Mongolia to arrange for contracted civilian aircraft to transport soldiers.
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Although the expense of purchasing and maintaining C-130s is extremely high, the MAF remains determined to acquire them despite budget constraints. In anticipation of acquiring these aircraft, and as part of its ongoing defense reforms, the MAF is in the process of creating a separate and distinct Mongolian air force by 2015.
35 Currently, the Mongolian Air and Air Defense Force is a small component of the MAF, with the responsibility of defending Mongolia's airspace. It does not possess any fighter aircraft but instead relies on ground-based surface-to-air missile systems. With plans to acquire fixed-wing aircraft from both Russia and the United States, Mongolia has demonstrated a desire to improve active control of its airspace, along with acquiring the strategic lift capability to support global peacekeeping operations.
It is evident that Mongolia has used various forms of security-related aid to fundamentally reshape and reform a large portion of its defense force to conduct peacekeeping missions. The country has taken broad steps, across all of its military institutions and units, to successfully build and reshape this capacity. Unlike similar nations in East Asia that are building capacities to participate in peacekeeping operations, such as Cambodia and Indonesia, Mongolia suffers from no existential security threat (internal or external) and is no longer dependent on establishing alliances with larger countries like Russia, China, or the United States for its security. In the absence of any credible threat to national security, the government cannot justify a large standing conventional force. Instead, the decision in 2002 to participate in peacekeeping missions provided an opportunity for Mongolia to reorient its defense forces by pursuing independent military programs with other nations. In order to build and sustain this peacekeeping capability, Mongolia has redirected funding and personnel strength from its standing conventional forces, border forces, and national police to participate in peacekeeping operations.
36 This deliberate reduction in the MAF's conventional force is indicative of the current security environment that Mongolia has achieved. With nearly three thousand soldiers now designated as peacekeepers, the country has incrementally increased its participation in peacekeeping operations since 2002, recently pushing the limits of its capabilities in the latest large-scale deployment to South Sudan. Furthermore, civilian institutions in Mongolia have also committed themselves to developing a peacekeeping capability. More generally, Mongolians draw a sense of national pride from their country's successes over the last ten years in supporting overseas peace and stability, with nearly 70% of the population favoring participation in UN peacekeeping operations.
russian and chinese reactions to mongolia ' s global outreach
The MAF has established robust military-to-military programs with over a dozen countries worldwide, including eight signed bilateral defense cooperation agreements. The depth and scope of these programs vary from country to country and reflect Mongolia's desire to expand global engagement in concert with its foreign policy. Since 1993, the MAF has relied heavily on 36 Ariunbold, "Why Has Mongolia Chosen to Participate in Peace Support Operations, " 53. The new equipment and training that Mongolia receives from the relationship will help the MAF meet the requirements of a modern military and equip it with the capabilities for both conventional self-defense and peacekeeping operations. There are a number of explanations for this increase in military activities between Russia and Mongolia. First, Russia does not want to lose its former ally to the United States, China, or NATO. Second, the MAF understands that the easiest way to modernize its arsenal is through Russian assistance.
In addition to its agreements with the United States and Russia, Mongolia has signed bilateral defense and cooperation agreements with China, Germany, South Korea, Turkey, and India.
40 Bilateral agreements with these nations provide the MAF with varying degrees of support, ranging from new equipment and weapons to opportunities for joint training and exercises. Beyond the annual exercise with Russia, Mongolia now conducts annual peacekeeping and counterterrorism exercises with China and India. Its defense relationship with China is still primarily focused on confidence-building activities, but China, too, has recognized Mongolia's desire to build its peacekeeping capacity and provided $40 million in funding for the MAF's peacekeeping recreation center in 2011.
41 China also has provided military engineering equipment for Mongolia's newly established construction and engineering battalions that Mongolia's position seems to be that integration into the world beyond its immediate neighborhood will help increase national security. At the same time, Mongolia's official foreign policy pledges to "pursue a policy of refraining from joining any military alliance or grouping, allowing the use of its territory or air space against any other country, and [allowing] the stationing of foreign troops or weapons, including nuclear or any other type of mass destruction weapons in its territory. "
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This policy has so far seemed to reassure both Russia and China that their interests are not threatened by Mongolia's expanding bilateral relations with Western nations. Since 2004, Mongolia has been an observer in the Shanghai Cooperation Organisation (SCO) with the support of both China and Russia. Although both countries have urged it to become a full member, Mongolia has chosen to maintain its current status primarily due to concerns over the SCO's undefined purpose, function, and role in East Asia. 45 At the same time, Mongolia has taken steps to enhance the interoperability of the MAF with NATO forces through exchanging best practices and participating in a wide range of programs and training activities. On March 19, 2012, NATO announced that Mongolia would implement its first Individual Partnership and Cooperation Programme (IPCP). 46 The IPCP sets out plans to enhance interoperability, address global security issues, develop mechanisms for crisis prevention and management, and build capacity. Mongolia has already established military-to-military programs with many member nations of NATO, including Germany, the Netherlands, France, Poland, Belgium, Luxemburg, Turkey, Bulgaria, and the United Kingdom. The IPCP will further assist the MAF with aligning its military goals and objectives with its national policy of international engagement. In addition, select MAF units may take part in the Operational Capabilities Concept (OCC), which is designed to prepare NATO partners to work with the alliance on NATO-led operations. The OCC focuses on increasing military effectiveness and interoperability during peacetime and improving the alliance's capability to field an effective and sustainable multinational force with partners in a crisis. 47 The Peace Support Operations Training Center at Five Hills is also being prepared for consideration to join NATO's network of partnership training and education centers. The facility could host a multitude of NATO and non-NATO nations, including former Soviet states such as Tajikistan and Kazakhstan. This marks an important step in Mongolia's push for international engagement, and the MAF will likely benefit from this program through training support, exercises, funding, and perhaps additional deployment opportunities.
Across all these initiatives, NATO's recognition of Mongolia's military capability is a clear indication of the MAF's successful military reforms. Mongolia has demonstrated that it is actively seeking engagement opportunities with NATO, with or without Russia's or China's approval. Although neither country has officially issued a démarche or chastised Mongolia for this partnership, it can be assumed that both are wary of this burgeoning relationship. Balancing engagement with NATO and maintaining good relations with both China and Russia will likely remain a challenge for Mongolia in the long term.
mongolia ' s balancing act
Mongolia's peacekeeping-centric military has enhanced its global reputation as a capable and interoperable force that can conduct full-spectrum peace-support operations. Significant limitations remain, however, with respect to air mobility, equipment interoperability, institutional reform, funding, and personnel. Regarding personnel, the MAF still relies on conscription for both the military and border protection forces. At the age of eighteen, all male Mongolians are required to perform one year of military service, resulting in significant personnel turnover across the services and reducing unit readiness. The MAF must work to maintain a balance between the size of its peacekeeping and conventional units as it attempts to preserve a small conventional force. The latter consists of small mechanized rifle regiments, garrisoned in various cities and towns around Mongolia, under the command of the General Purpose Force. Many of these units must contribute soldiers to deploying peacekeeping units, further reducing the MAF's manpower and readiness for the general defense of Mongolia. As a result, the MAF will likely seek out broader foreign military engagement to help train and properly equip its peacekeeping forces. With respect to funding, the MAF is operating in a very constrained fiscal environment in which its budget only makes up 1.4% of GDP, despite record economic growth over the last few years.
48 Mongolia's GDP has risen to $13.28 billion, but Mongolian law still restricts the amount of GDP that can be dedicated to defense spending. Current aid does not cover funding for new weapons or pay soldier benefits and salaries. This limited military budget will pose an ongoing challenge to the expansion of the Armed Forces Development Program. Nonetheless, the MAF will likely continue transforming its forces by building a fully modern peacekeeping capability. While reshaping its military internally, Mongolia has managed to reach out to individual Western countries for military support to modernize its force. Yet, as discussed in the previous section, the strategic problem that remains for Mongolia will be to determine how much outreach it can conduct with the West before tipping this balance and straining relations with either Russia or China.
As stated earlier, Russia's view of Mongolia's recent partnership with NATO is not entirely clear. Although Moscow has not publicly objected to Mongolia's partnership program, evidence suggests that this move, along with other global engagement activities, may explain the recent increase in Russian military activities and exchanges with the MAF. China, on the other hand, remains ambivalent about the MAF's participation in NATO activities and is content with building military training and security programs with Mongolia. The current foreign and defense policy of Mongolia states that "maintaining friendly relations with the Russian Federation and the People's Republic of China shall be a priority of Mongolia's foreign policy activity. It shall not adopt the line of either country but shall maintain in principle a balanced relationship with both of them and shall promote all-round good neighborly co-operation. "
49 However, Mongolia's global military outreach will likely challenge this balance in the future.
Wedged between two authoritarian superpowers, Mongolia has achieved much in building a democratic state, strong economy, and international credibility through its third-neighbor policy. The MAF has complemented the latter initiative by building an internationally recognized professional military force with a global reputation for excellence in peacekeeping. The development of peacekeeping forces within Mongolia has raised its international profile and provided it with a sense of independence from both Russia and China in pursuing global military partnership programs. As a result, both countries have adopted measures to increase military programs with Mongolia, signaling a tacit recognition of its emerging regional stature and peacekeeping capabilities.
This recognition has indirectly strengthened Mongolia's international status, sovereign identity, and freedom to contribute to global security. Realigning its forces for peacekeeping, revamping military education and doctrine, and expanding global engagement have thus far successfully improved Mongolia's military capabilities. The country has emerged as an active proponent for regional security institutions and has encouraged attention from the United States, NATO, and others to expand military interoperability. Mongolia has thus shaped the MAF into a critical instrument of foreign policy that has successfully complemented its third-neighbor policy. Discarding the legacies of the Cold War, Mongolia has established a new identity and direction for its armed forces and has set an example for other emerging democracies in the region to follow. 
